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SCHOOL SITZ MANAGEMENT*

Introduction

On January 6, 1976, San Francisco School Superintendent Robert F., AliOto proposed an organiza-
tional redesigr... of the district that included a shift from school district to sehool site thatiagenient. He said,
in part:

I recommend that we move toward a school site management MOdel that values staff
and cOmmunity involvement and stresses- accountability. We miist recognize the
principal as the:instructional leader of the sehool.'We must expand the budgeting
and fiscal control a! school site. . . We must establish at each school site.one
ac!ive, advisory committee which includes parents, students, and stoff representa-
tiyeS.of the schoOl's ethnic pOpulatiOn

In a sirnilar yein, a top education advisor to Governor Brown of California said last fall that the
governor fayors "more local control at the sehool site."- According to the adyisor,,the gdvernor sees the

. local school as "the basie.unit of educational management, and he feels that local sehools should "have
discretionary authority for using funds that have been allocated by the district." Local schools also should
haye "substantial freedom of choice. Over what personnel are assigned." Finally, the advisor said that

. these reforms will be part of the governor's response to the California State Supreme Cohrt's 'Mandate to
reform the stale system. of School finan' ce.2

.

'Why is school site management being proposed in an urban school district with declining enrollment'
.and increasing financial problems? Why is Atovernor who espouses an "era of limits" advocating adminis-
trative'and budgetary decentralization of public schools? The answers lie partly in the fiscal crises facing
many school districts around the country, and partly in the desire of citizens to reestablish their influence
in public education.

fAL

Fiscal crisis became an issue in public edueation during the late 1960s, with the advent of the
W.:called taxpayers' revolt. Voters who usually had passed school district budgets and bonds.began increas.:
ingly to.l.eject them.3 Ai first, this .widespread rejection of school budgets Was blamed on diss.atisfaction
with local proPerty taxes and the inequities ofttate schoà1 finance syStems. Consequently, mach effort
was exerted to reform state school finance systems during the early 1970s, Spurred byelection defeats and
judicial prodding, legislatures devised new and more equithble formulas for distributing state money to
local-school districts. Many states substantially increased their level of state support for public schools as
well. These reforms, it was hoped, Would iMeliorate the financial problems of the public schools.

*While writing this paper I received valuable criticism froin James W. Guthrie and Walter I. Garms. I also would like
to thank Lynn Gray, Robert Hartman, Katherine Lyon, Robert McClure, and Arnold Meltsner for their clmstructive
comments bn an earlier draft.
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The fiscal problems' Of-the schools, however, did not disappear. State school finance reform dealt
only with the revenue side of school finance; it did little to control the rising costs of public education. In
fact, state reform often increased' Costs by raising minimum standards and mandating new- education
programs.

San:Francisco provides, an example of how raPidlY- school costAave risen in recent Years. From .

1969-40 to 1975-76, per pupil ppsts in San Francisco rose from $1108 to $2,323.-an increase of more-than.
100 percent.4 Contrplling for inflation, this'still represents approximately-a 55 percent incre* in per pUpil

-9.
- spending ovpr a five-year period.5-

,The major fiscal problem facing most public schopls, in. other Words, is-that costs are ris'
rapidly than school_rei/enues. Local voters are unWilling to increase local-tax_ rates to peet those costs:. -
State and federal governments are unlikely to provide enough funds to completely bridge the gap between

costs and the amOunt local districts can raise for themselves. Since some cost :incieases (such _as
teacher salaries) are an automatic result of inflation and wage increases in Other areas.of the economy; the
gap between school costs and school revenues can only be filled by saving money elsewhere, that is, by
increasing school productivity. In order tosslow the rate of growth in education costS, local sehool districts
milk develop decision-making mechanisms that can differentiate between. Policies and programs that are
necessary and those that are not.

;Further' support for proposals to decentralize school.management arises from the desire to increase
public participation in, school governance policies. -Local Control of the schools, originally instituted to
Make them responsive to'the people, neverthelesS proved to be .cumbersome, and it frequently obscured
the state's' responsibility for'providing every child with a basic. education. In purSuit of greater aceountabilt
tt and hi her rof . .dulum-of-School-goybrnmentrwhiehzin-the-early-days-of this
country swung toward representativeness and local control, later swung back toWard greater professional .

attiOnomy and stronger executive contro1.6

Between the 1920s and. the 1970s, the goiternance of public education became More and more
centralized. $teps designed .to increase the authority of education executives also increased the distance,
between education Managers 'and the public; at the-same time they :Made it more difficult for:teachers to
influenCe education policY. AS school systems have come increasinglilmder the dominance of profes- -

siondl managers, teachers have lost their ability to coMmunicate freely with their suPeriors. Furthermdre,
teachers' discretion ol,,er classroom procedures has been eroded by managemcnes 'efforts to introduCe
educational innovations. Public dissatisfaction with schools has been coupled wi '.!". a growing alienation of

_schoolteachers, who find themselVes being criticized for ihe failure of programs and policies over-which
they_have very little influence. Recent demands for citizen participation and community sChools reflect a

`. desire to nudge, the pendulum back toward greater_representativeness.

The ithprOvement of public education, then, requires not only new approaches for controlling educa-
tion costs but also renewed commitment to the education of young people by parents and teachersthose
who are mint responsible for.their echitation. It-is particuleiy important to increase the involvement of

. parents in the educatipn of their childien. Only they can provide a supportive home environment where
learnifig is encouraged and continued after school hours. But we also must develop .sehoOls that are .,

coherent and comniitted to'teaching basic skills, Yet have ,,:noicqh flexibility to reflect the character of
individual communities.. We need teachers who care and schools that are Understandable.

This paper will examine current school management and budgeting practices and propose one Way
they can be altered to encourage- More Coherent, understandaHe schooling. This proposal is the Use of:

. 11



school site management. In the paper I.will argue that this reforth offers_the best immediate and practical .

prospect for achieving the kind of fiscally and educationally responsive schools we desire.

Centralized School Management.

,
In most urban and suburban school districtsrthat enroll _a vast majority of the countr'S public

schoolchildren; management decisions are controlled by a district superintendent and siaff. School princi-
-pals and teachers have little to say about the development of eduCation policy or how district policy is to tie
implemented. The problems of centralized school management are best illustrated by examining school

. district budgeting.

'S'e-hool Budgeting

. .
,

Much can belearned about the management of ail organiãtiby considering the inariner in which it
-utilizes resources. FOr school districts, the budget procesS constitules the primary mechanism for planning
and controlling educational activities. Most People understand that budgeting affects teachers' salaries, the

<!..,quantities of supplies available to a school, and the kind of maintenance a school receiVes. What is not so
readily understood is that budgeting also affects important decisions about what is taught, how it is taught,
and who teaches h.

The school budget process is designed to develop a plan for acquiring and allocating a district's
financial resources. This plan iS suniniarized in the school district's budget, which then muit be aPproved

y t e community s elected representatives and filed with the state in accordance with stati.law.
:

A -casual _glance at the precise language and- impressive detail' of a ,finished -budget creates the
impression that public school budgeting is a highly rational process. Budgets typically discussa commu-

:nity's education needs and social objectiVes and assert that designated 'educational- programs will ao,:
coMplish those objectives in,an eqUitable and efficient manner. However, this process is not really so

,

rational as it looks.

In fact, public school budgeting -is a highly political process. The final budget for a large district
reflects_ chokes consirained by state- law, previous budgets', negotiated_ agreements, and the_ politiCal
influence of key actors. Those choices may,have little tO,do with the rational analysis of alternative means
to accomplish the stated objectives. It is iMportant to recognize the political nature of public School
budgeting and:to design the deciiion,making process to fairly represent thosey!ith an :Vet :st in education,
including citizens, administrators, teachers, parents, and students.

0

Key Actors ih the Buds.eting Process

..The important decisions in public school budgeting are being Made increasingly away from class-
rooms and school buildings. State legislatUres and State departments of educationcurrently exercise much
influence and control oyer jhe school budget process. Through' statutes and regUlations, they prescribe
budgeting procedures, budget calendars-, budget forms, accounting procedures, and audhing requireMents.
Many States also place limitations on district expenditures, revenues, and indebtedness: A large number of
states have collective bargaining laws establishing state Supervision of collective bargaining. ...In Some
states with extensive education codes (such as California, New York, and IllinoiS); many of the substan-
tive budgeting decisions are dictated by the stale. Often, -state regulations establish the aniount,to be spent
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on children ivceiving categorical aid, and Many states even specify the number of teachers required for "
each special educationor early childhood education classroom'.

At the district level, school budgets are constructed by people in the district office. In mos': districts,
the superintende4 and the businesS manager prepare the budget. In very large districts, such as New York.
City and Los. Angeies, a fiscal office with dozens of people usually is inyolved.

In iecent years, 'some of the osUperintendent's,/controlO-ver budgeting has been constrained by
collective bargaining. UnderflOst-collective bargainir4 statutes, 'decisions affecting wa-ges,:-hours, and
other conditions of employment must be-negotiated. The superintendent or:a special assistant hired by, the
school board negotiates in private with union representatives on a wide variety of matters affecting the
district's budget. The Public, most teacheTs, and eienT-schoOl board members are absent frOm these
negotiation sessions. Since as Much as 80 percent of a district's budget is spent on personnel, the results of
such bargaining greatly affect school budgets. While participation in school .budgeting was seldom wide.
spread before the adVeht of collective bargaining, delegation of important budgetary decisions to the
bargaining table has.substantially diluted the ability of printipals, teachers, or parents to influence budget,
decisions-.7

Traditional Bndgeting. racticts

The budget process begins with an estirnate of enrollMent and revenues for the budgeted year.
"--'stirriates of the number of children firiCentering kindergarten or the first grade can be derived from
census figures on the number of live births five years earlier. The proportion of children who progress'from
one grade to the next is relatively constant;--a-district-knows-, n ou
graders will enroll the next year in the fifth grade..Adding new entrants to those who remain in the system
produce's an accurate prediction of enrollment. _This estimate-is irriportant because a district:'S enrollment
largelY- determines the aMount of money- it receives from the state, and, in some states, the amount a
district can raise.locally.

Revenue estimates depend on enrollments, as Well as on the,growth of asse-ssed property valuation
the district and a variety of assumption's' about sotirces of funds. Federal revenues are difficult to predict
because they can be changed so quickly by Congress; however, funds available through the Elementary
ihd -Secondary. Education Act and impact aid programs change only slightlyfrom one year to the next.
State revemtes tend to be more predictable than federal.Knowledge of a state's financial situation suggests
whether stat !. funds will increase and by how much. Local revenues consist priinarily of property tax
receipts. These depend on state laws governing the taxing of local property, the growth of local property
assessments, and the willingness of voters to support education.

Once enr4iment and revenue projections are made, department heads and principals Usually are
.aSked to submit budget requests aecording to their particular needs. Generally, however, this ."bottom-
up" apProach is not very important. Since a large share of a school district's budget pays salaries, which
are usually negotiated at. the district level,, there simplY is not inuch money left to respond to the particular
needs of individual schools. 8 What money:is left is usually controlled.closely by the superintendent, and is
subject to the requirements of state laWs and local school boards. The result is budgeting process that is
highly centraliied,-. with most decisions. flowing "from the top down."

Resources are usually allocated to schools in accordance with previously established rules Or
"norms-,--such as I teacher for every 25 students. Staffing norms might be adjusted for higher grade leVels,

9
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'for larger nunibers of non-English-speaking students, for handicapped students, or for con.pensatory
education students, The point is that no matter how sophisticated-the norms, instructional personnel are
allocated to schools on the basis of an impersonal standard. Likewise the number of administrators, clerks,
maintenance workers, counselors; and cafeteria emplOyees are determined in the same manner.

A similar procedure is followed in nonpersonnel budget categories. An accNint :s established for
each school with a number of expenditure categories (e.g., instructional -.Pp:lies, textbooks, Supplemen-
tary books, trAsportation, health supplies, telephone,. and office supPlies). The arnount placed in each
School's account by the Central office is based on a set of norms, usually a function of enrollment. In some
instances, however, these norms are a function of factors other than enrollment. For example, the number

° of square feet covered by a school and schoolyard may determine the number of custodians a school
should have and the amount to be allocated for mainfpoance Supplies.

Under such.centralized budgeting systems, the most crucial decisions involve the 'design of the norm
tables. (ince the norms are designated (usually by top-echelon adminiStratOrs) and subsequently confirmed -

by the-school hoard, the rest of the budget process becomes almost entirely' mechanical. It takes only a
clerk to translate a School's projected enrollment into the specified number of teacherS, vice principals,
counselors, and custodians.

.4

. .
Once an individual school's allocations have been determined, there is little or no flexibility in

. resource use .at each schOol.
.
It matters little if the principal and his, staff prefer to'have tWo teacher aides

.

'ilistead of one new teacl...tr the norm table assig;.ed them because '01'mi-enrollment inCreaseor lf they, .,
would rather have all supplementary. books instead cifa budget line af,texibooks.

In the best 'centralized systems, it may be possible tO transfer a percentage Of -ft-iffdKlron. -,

nonpersomal budget categary to another (e.g),.from office Stipplies to instructional supplies); However, it
is extremely unlikely that a principal would be permitted to-"trade" an allocated vice principal for three
part-time teachers, an office clerk for a noon-duty aide, or a connselortor three teacher aides. .

b.,..

. Deficiencies of Centralized SChat64..Budgeting

. Centralized school --bu6geting emerged for several reasons. For one, budgeting is a time-conSuming
and tedious task, and many 'districts found it easier and less costly to coordinate budget formulation in a 7

single Office. Also, state regulations usually require a central' controller to insure that funds are sPent and
' andited properly. Furthermore, having a single budget office makes it easier for a school district to deal-

with outside fundingagencies. The federal government, private foundations, state education departments;
and the Internal:Revenue Service all .require a variety' of records and forms that can most easily be .

'completed if all bUdget data iS compiled by a single office. However, -despite the obvitius. advantages of
centralized budget management, such a procedure has a yariety, of deficiencies.

1. Centralized Budgeting Assumes Sustained Growth. From 1940 through 1970, school enroll-
ments and budgets grew at historically unprecedented rates. Perhaps unconSciously, publiC school.officials
developed. a philosophy .of management built on the assumption of sustained groWth. This approath
predicated the future based on a continuance of the past. Using this-basc, :iv:: SChOol programs were added

. to meet emerging school problemS.9 , . .

Many schobl districts today face deClining school enrollments an revenue limitations that' have... . . ..
made griy:ith-oriented management and budgeting procedures obsolete,' New -problems now must be.

.

0
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solved not by adding new programs; but by -redistributing existing resources.to meet new i.equirements.
Obviously, school district budgeting must pty an important role in such a redistribution. The question is
whether traditional.school budgeting procures are appropriate for this task.

Thaifiifs7bf public budgeting ,:irc dubious about this possibility. -Wildavsky's studies ofthe budget
process' conclude that pUblic budgt ting is incrementak" that is,--each year's budget- focuses only on-the
"add-on" to the preceding 'year's budget or base, which is coniidered inviolate. Lindblom argues that
incremental budgeting is inevitable, because the multiplicity of getals.and alternatives for accomplishing

, _ them makes means-ends analysis of the entiiebudget impossible:!' The "add-on"-portion of the budget
can be determined only by the political process. Good policy is,whatever analysis and politicians Can agree
dpen. Old programs, once implemented; are .very difficult to eliminate because they have ready con-
stituencies to argue for their continuance.

Other research, ilowever, indicates that the budget process ;may not .be as 'incremental as some. 1
believe. Natchez and Bupp, in analyzing the Atomic-Energy Commission's budgets fora 15-year period,
found that While the total budget increased gradually, significant changes in program priorities occurred
within the budget, These priorities were nOt set tiy the national administrators but.were-dialished at "the .

operating levels of federal bureaus-4)y prograth directors sensitive to theii own clienteles.'!12.
. .

.

This study and others" suggest that budgets can change from the."bottom-up" approach iftperating
personnel have sufficient discretion over program decisions and'have sufficient funds'available to respond
to -changes- in client interests. This kind of discretion usuallY is not available in public school budgeting.
-Until more choice at the school 'site is available, school budgeting will remain incremental and will
continueto be poorly suited to handle problems of declining enrollment and resource reallocation.

2. brtralized Budgeting Incieases Education Inequalities. One of the MajOr flaws of centr-alized
budgeting is frequently vieWed by.proponentS Of such systems as a major strength. h. Is Mistakenly argued
that depersonalized, standardized .norM tables eliminate discrimination. With allOcation.i based on an
abstract set of decision rules, some argue, no element 'of riCia--or.ethnic-biaS can seep. into 'budget
deliberations to Warpitsources and services in favor -of a privilege& Or poN:verful segment of,the "school
poPulation. Under such a .supPosedly sanitized alloCation system, predominantly Black, ChicanO; or
low-income schools should receive the same treatment as schools populated by middle,class white stu-. .dents, since the norm tables are the same kir all schools.

As persuasive as-Such logic may_ be, it-has proven to6 frequently to be inconsistent with -reality.
Findings in Hobson-i% Hansen and various school, cOmparability audits provide evidence that schOols
receNte dissimilartreatment.'4 Intradistrict expenditure disparitiesare common and for many reasoni. In a
few instances', no doubt, systematic ex0enditure disparities have been a consequence.of deliberate and
malicious :discriinination. In a few other instances, however, intradistrict expendituie differences are
.shown io be an unanticipated consequence of naive budgeting -policies. For example, a decision to permit
small classes for advanced courses in academic high schools at-the expense of large classes in general
curricultin(and vocational high schools favors college-bound students, In sush situations, the term "in;
stitutional racism', appears appropriate.

HoWever, the Most common explanation by far of unjustified intradistrict expenditure disparities
stems from a source other than prejudice or nalvetethis explanation is related to teacher Salaries. It is the
privilege of teachers to transfer froth one school to another, based upon,their. senioritY in the system.
Teachers freqUently perceive-their status to be linked tightly to the social status of the students they
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instruct. Consequently, the path of upward mobility fOr terehers is from elementary,Schools in low-income
or minOrityAominated'areas to secondary schools on the district.periphery, Where there are more middle
class, academically oriented. white Students. As 'teachers accruersenkerity they' sift toWard "desirable"
schools, carrying with theM the higher salaries theyhaVe,earned.fOr longevity in fhe district and additional
course credits. The result of. Such a aligration can be,a substantial disparity in instructional expenditUres
between.races or inCome groups."Arld this can takeplace 'under the mantle of equity and fair play proVided
by such supposedly neutral-abstractions as norm tables.

Even where centralizedlmdgeting procedures lead to relatively equal expenditures among students
. .and schools Within a district, they,still may-impede 0Pderiy tht. essence of equal oppoctunity. By utilizing

abstract allocation formulas, centralized budgeting discourage's indiyidual schools from matching 'their
services to, the particular mixture of their studebts' needs. It is quite possible that while one ,group ofi-
Students may benefit from a particulA mix of classroom teachers, cOunselorS vibe principals, .ana`c;ffice .

clerks, another group of students might benefit more f:.)rr. fewer COuri,selom and administrators and rnifite
-teachers, teacher aides, and tutors.

4
. . . . .- '. .. .

/- t
Decisions about the correcrmik-of see-Vices-and personnel for any aggregate of students are difficlilt _:./ - a

to make under the umbrella of standardized, district4ide rules. A centrally,determinedmix will likely' be - ,

suited io the majority and will, probably not acknowledge that minority groups have- systematiCally differ;.
ent educatio'n needs. WithOut individually tailored mixttire-s of services and 'staff; it is difficult' tO a8-*
complish,anything more than Superficial dollar equality among schools and students in a district. .

. . . . .

-.,. Such an assertion is illustrated by the post,Hobson v: Hanied anecdote -of a senior:French teiCher ..._:......4 ;
.who was Moved from one Washington; D.C., high sehoolto another because her high salary was cdntribut- -....-:

. ing 'to an expenditure imbalance. By shifting her to a school with lower per plipil expenditures; school
. . administrators wereattempting to comply With-Judge Skelly Wright'S decision calling for dollar equality,;
. The effect of the transfer: however, was to deprive one group of students of a French teacher in mid- ..

semester. Moreover, no students at -the school to which the- teacher-was transferred electea..to take ,.-:

French; so she.was assigned to clerical tasks and hall monitoring." . ----

3. Centralized Budgeting Contributes 10 Inefficiencie.sz Besides failing:to .assure equality of op-. .

portunity, centraliqd norm-based budgeting may 'Contribute to serious inefficiencies in school OPeration.'
For one ream:in, standardized' budget allocatior procedures inhibit efforts:to tailor school serviees to the
idiosyncrasies of individualstudents or grouPS Of students. Some studentS May neetatra teading'oi.math.
instruction. Others may need individualized instruction in 'order to work their way back into the general
progra Othaers May work better in large classes, or On 'their own in- a school library: Efficieney is
increased when instruction iS tailored to fit students' needs.

t-
Second, current' centralized budgeting seldom providds incentives for teachers 'or sehdol adminis7.

trators to be efficient. SuppoSe a teacher develops A new career information system that saves the district
the cost of several guidance .counplors. Under th.eugual arrangement, neither-the teacher nor the Sehool
principal 'receives a salary increase or bonus.. Moreover, in most distlicts, savings in one budget: area
cannot be transferred 'to another area or carried forward into the.school's next frscal year budget.. Con
sequently, therels no financial incentii,e to ifitroduce new leaching Methods or:practices. In fact,. Tithe
amount saved is taken awayfrom the school, there may be an incentive to-maintain current eripeieditures.."

The ahsenee of diversity under centraliZed budgeting fosters inefficiencies of another sort;Education .

is still, for the most part, an 'art; there exists very little.,Scientific knoWledge 'af' the hest way to teach ;

fr
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,mathematics.orto organize a curriculum. In order to create a firmer technical base for schooling, We need
..to. experiment With a variety of teaChing methods. Only by encouraging manY instructional styles and
strategies can,,We hope ,to develop more productive ineans of schooling:

fin ly, mefficiency also rev;ts from centralized budgeting because of the relative absence of crucial
actors in the decision-making process, By preventing school principals, teactiers,,parents (and; perhaps,
'Students; from influencing 1he use of their school's resources, school diStrict adininistrators.transmit the
tinPlicit message, "You don't Count." When such treatment is prolonged, ti,.e almost ineVitable.result is a
diminished desire ,tcf,'succeed aticl a heightened tendeney to blame someone else, for failure. Under such.
Circumstances; it is easy to understand the contention of New, York City principals that they are not
managemtnt. Personnel and 'should therefore be'permitted to bargain collectively on the side of teachers
(although, at latest report, they have not offered tO remit their salary differential for the same reason). They
assert that most important.decisions.are made "downtown," and a reasonable observer would have to
concur, _ .
."

4., Centralized.Budgeting Stifles Citizen Participation. Another' flaw in:centralized norm-based
budgeting is 'the difficulty citizens have in influencing the budget process. Many districts appoint lay
members to-budget committees 'and hold hearings on bUdget proposals develOped by_4staff members;
howevii;;these procedures allow access to th,11 budget process to only a few nonstaff people. .

_principals and teachers, too; have very little voice in most budget deeisions, yet when citizens and
'parents ire dissWiSfied with the education their children are,receiving; they are likely:to romPlain to the
school principal or their Children's teachers. UnfOrtunately, these,complaints haVe.very little chanCe of
influencing budget decisions since these decisions are made at thedistrict leVel.

,, , ,_
' - . , , 1 ':, 1, ..

EVen if citizens Could Participate in budget decisions, such participation could;be counterproductive
,

in.large districts; In,such districts, where there are widely'differetu demands, responsiveness to citizen
:demands would rim& in : giving a littlelo everybody. ,krriving at workable compromises under Such -

circuinstances would be, extremely difficult. Furthermore', citizen _particularization-inlargecligniarii----
_relatiVely costly-for Most Parent:5:A iingle iridividual,has almost no chinee of influeming district policy, .

and the larger the district the smaller that' chance becomes. The difficulty of influencing public school
, policy discourages Urban residents frotrittiking part in education-related decision-making; many urban

residents who 'could afford to do so haVe responded by moving tO,the suburbs.,
.

,

Solution To,School Budgeting Problems'

For some school, districts; centraliied management and budgeting procedures have worked well in. _ . ,
the past,and still, continue to,perfortn,adequately the function Of allodating-resources at the district level.
However,. for Many diitricts, particularly- those faced with declining enrollments and resources, cen-

,

tralized'inanagement' and budgeting methods are no longer' adequate. Rather than adding 'programs aticl
spendingmore money,-in'any:districts 'have,:been forced to cut programs and budgets. Lacking effective

1.proced4es for relating how much is spent on school programs to the effeCts of those programs, such
:diStria frequentlyfall back on such norms as "last hired°, first fired,7 or "one cotintielor fOr every 250
stUdents."" ,

Many of the programs adopter' in the.late 1960s to addresS ihe special education needs of handi-
capped, bilingual, and disadvantaged children hax,e been the first casualties of district fiscal' crises. For
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exaMple, recent financial shortfalls in the Berkeley Unified School District in Californiafor inany years
considered a "lighthouse! school districthave led to severe cutbacks:in the district's education .Pro-
graM. Over. half of the alternative school programs established In the 1960s have been closed, and many.
.minority teachers hired in the early 1970s have been released." _

-

During periods of stable or falling enrollment, school distrj.c.4 needr,new budgeting and management
mechanisms for controlling resource allocation. to Cut costs anOlintain program quality, districts must
develbp procedures for comparing-the effectiveness of school programs and 'weeding out those that are
least effective.,The most difficult-ProbleM is deciding who should make the decisions about what should be
kept and what should be deleted.

. _An alternative totentralized school management and budgeting is delegation of these responsibilities ..t.
to individual school sites.. Both sehool site management and Most voucher proposals rest on the assump- i
don that public schooling will be-improved ifconsumers are given greater responsibility foedediding Which i il
educational services should-be provided. AlthOugh it Would not offer as much freedoma choice as would a

,

voucher system, school site management would offer parents and young people a greater voice.in school
affairs:18 Even if we accepfinny liberals' skepticism about, the responsiveness of the marketplace and the
competence Of families iowisely choose educational programs, as they do in the ydikCher systein, citizens
still can be giVen greater responsibility in edUcation biincreasing their participation:in education-related
decisions. When a schodN'iierfoiinenee declines, schdO1 site management mould encourage parents to.

change the school's program, rather itian to simPly'Withdimiv their children from it:

School Site ManagementA Strategy For Enhancing School
I Responsiveness

SchooLsite _management is-a-decision=making arrangement that would substantially increase the.

ability of Parents and school personnel to,influence school Policies. School site management is not new: ItI

incorporates many proposalS'for returning some school decisions to the individual school site while leaving
others (such as the auditing function) at the central office. School -site management is an intermediate
structure between centralized school management and educational vouchers. With it, public provision of
education,WOUld continue; however, there would be a major shift in the locus of decision-making responsi-
bility, State education departments, &strict school boards, district superintendents, and central district
staff members would lose influence in education decisionlmakingwhile,principals, teachers, pareuts, and
students would gain influence.

School site managenient would solve many of the problems inherent in centralized budgeting proc
dures. Before discussing how it would do:this; let tis first look at how a school site management syste
functions.

1

4The Organization of a Schooi Site Management Systern19

The School Site as the Basic Unit of Education Management

The essence of school 'site management is a shift of decision-making responsibility from the school
district to the school site. Under' current state laws, school districts-are legally responsible for providing
educational services. They areempowered to raise money and are the recipients of state school support
funds. School site management would not remove these functions frorn the district. In order to provide

1 4
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,

families greater control over' school affairs, however, other important aspects of education decision-
making would be delegated to the schools.

The reasons for doing this are many. The most important conYact between school personnel and
families takes place not at the district level, but at the school site; Parents and -students are more interested
in their particular school than in the district, and, consequently, they are more likely to become involved at
the school site. Furthermore, by dividing districts into school units, the opportunities for parent participa-
tion are increased, while dm scope of education 'problems considered and the number of people involved at

y one meeting are reduced. This makes, it easier to respond to parent preferences, since only the
pr rences of parents with children in one school have to be considered; likewise, it increases the chance
of any one -parent to influence school policy. Finally, school site management gives those, education
professionals most familiar With a student's Problemithe principal and,teachirsgreater responsibility
for the eslucation of children.. Since the education needs of children within a school and between schools
are not always the' smile, the principal and teacher's in a school are in the best position to respond to thOse
differences.

.

With arguments so strong for bringing education management to a smaller, more responsive unit, one
might reasonably inquire, "Isn't what yoil say about the school even more true for the classroom? Why not
employ the classroom as the basic, management unit?" In an earlier era I might have agreed. Today,
however, eVen at the elementary level, many students are in contact with More than one teacher during'the
course of a school day or week. Team teaching is increasing, and the increased uSe of specialists also
makes it difficult to identify a groUp of students as the exclusive responsibility. of one instructor. This is
even true at the secondary level. Thus; becaute the classroom is too sinall and the district too large, the
individual school becomes the most reasonable unit fok brimary managerial functions.

Parent Advisory-Councils-
aIn order to amplify the parents' "voice" and to compensate for the overpopulation and resulting

depersonalization of school districts, parent' advisory councils (PACs) could be established at all sthool
sites in districts with more' than 1,000 students.", Such councils would select and advise the school
principal, approve school site budgets, and participate in negotiations with the teachers on details of the
school's educational program. The number of PAC members would be prizipórii.;nal to a school's enroll-
ment. Schools of less,than 300 students might have a five-member PAC while those at 900 or more might
have 13 members. Regardless of school size, however, parent advisory councils should not have more than
3 members.

The manner in which individuals are selected to serve on PACs is crucial. One possible approach is
for only 'parents of children presently enrolled in the school to serve on the PAC Citizens without children
do have school-related interests; hoWever, in many cases, those interests may best be expressed at the
school district and state levels. Since nominations bY principals or district schoolboard members would be
open to substantial criticisms of professional dorhinance, nonrepresentativeness, and perSonal favoritism,
those eligible to serve on a PAC might be nominated by a nonpartisan caucus or through a petition process.
For example, any parent obtaining signatures from 5 percent or 50 parents (whichever is least) in the

-school would be placed on the ballot.

Members of parent advisorY councils would best be selected by an election. Although the electoral
process never gUarantees "true" representation and generally is cumbersome. and time-consuming, it is
better than any other procedure. An. appropriate term of office would be. two years, with members
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permitted to serve no 'More than two terms. Terms could be staggered so is to Provide membership
Continuity from year to year.

Since the principal appears to be the singlemOst important component of a school's lccess,-one of
-the most important functions of a PAC, not unlike the board of education at the distriCt level, would be to .

participate in the selection of the school's chief executive officer. It is possible under some conditions to
have a capable principal and still end_up witb a "bad" school, but it is extraordinarilY rare to finda "cood"
school with an incompetent principal: Even though diere are few incentives for principalS- to encourage
gbod teaching, principals appear to set the tone of a school and to light the spark Of excitement that spurs
staff members and students toexce1.2' Therefore, if the schools are going to offer programs in keephig with.
high education ideals, local citizens must participate actively in te -.7,4-ction of rici,00l prineipals.

PAC participation in principal selection could be either from the "bottoM-up" or by a "trickle,
down" prOcess. Ili the "bottom-up" approach, the PAC would interview applicants and recOrrimend to
the diatrict board and administration a group of three to five acceptable candidates; the board and adminis-
trators would then make the final choice. In the "trickle-down" approach; thetentral administratiOn or
school board would narrow the field to some limited number of acceptable Candidates and then permit the
school PAC to make the final choice. WhicheVer approach is pursued, the principal should be on a
three-tog-lye-year contract, with renewal Subject to PAC 'approval.

The Principal as Education Manager.

When moving from centralized district management to school site manageniene, clear assignment of
responsibilities might Prove to be difficult; initially, there-probably Would be some confusion aa to who
Controls a school. The prinCiple is clear; however.Jf the school is the'basic unit of education-management
and its Staff iS heldraccOnritible for the serviee provided, 'then the principal must haye adequate authority's
to make changes according to. the desires of parents and the school.couficil. Under school site manage.:
ment, school principals would, supersede district superintendents as the most influential educatiOn manag-
ers: in the United States. A principal would be acConntable both to the school district for,operating the
school Within state and- district regulation's, and to the PAC for. tailoring the schoors progrwn to. the
council's policies.

The principal, as representative of'the PAC, would have discretion over three imPortant areas of
school management: persOnnel, budget, and curriculum. The authority to hire Personnel is essential if the
principal is to be held accountable for the school's perforrnance,22 since the classroom teacher reMains the
critical link in the education process. Without the ability to hire and assign teachers, the 'principal would.
have little control over schOol performance. The PAC and members of the existing school staff may assist
the principal in screening candidate's and developing criteria for selecting among qualified applicants,,nbut,
ultimately, the decision to hire would be the principars:

.The principal also would be responsible for preparing the school', budget fOr aPproval by the school
council, and for the establishment of a school curriculum; (School site budgeting will be .discussed in a
subsequent section.) Curriculum detisions would involve 'negotiations between teaching staff, PAC, and
principal. Initially, sehoOls undoubtedly would find that state cariculdni requiremenItS and pressures from
national accreditation and testing organizations leave little room fOr currictilum innovation at the ,schoOr
level.2'1 Over time, many of the state requireinents might be relaxed to allow schoOla.to develop their own
education curriculum. Provisions calling for agreement among teachers,.PAC, and princiPal :on the cur.:
ricalum at each school would be part of the distriet4evel cOntraCt with teachers' uniorta or professional
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organizationi: Th,:s principal Would 'be, held irevonsible by the PAC -for implementing the School cur-
rictilum and any changes it deemed neceF. sat*, 1-

School,Site Buqgeting
:

SChool site '.)udgeting would 1:zquire a twd.step budgeting proCess. First, school distriats, would
allodate funds to schdols and:devdop an accounting procedure to inshre that district funds.were properly
utilized. DiStrict superintendefatte and school boards Would determine the aMount of money aVailabte for
the public schools in each distri:f. A total operating budget for the districtwould be established, then funds
would be allocated to each school in unrestrict* d. lump sums. Each school would be.entitled to a specified
amount for each enrolledchild. The district might want to vary the 'amount for different age- groups , or.for
handicapped or otherwise disadvantaged children. NeVertheless, once district revenues 'and enrollments
Were established, each school's revenues woUld be computed by multiplying the number Of students in the
school by the amount available for each categoryof stUdent.....

.

The seCOnd step of the process; budgeting at the School ;site, would be more' Complex than at the
district leVel..Twobudget formats Would be needed id Obtain the best use offtindS within a schoOl-Firsi, to
insure thatfun6 wOuld be spent properly, the sChool would need a simple line-item or object 'budget that
would indicate how funds received by the school were actuallY:Spent. Both state and distritt.regulations
require such information to protect against the .misappropriatiOn 'of public ftinds.

.

In addition, a second btidget fortnata work-flow budget that measures how students are.progress-
. - ink through a 'course or series of courses toward some'definedObjeetivewould be'needed.24 Forexam-

ple, if improVing reading skills is_the goal, therf.:information_ would be collected showing eachstUderit'S
progresS-through the reading curriculum. Work-flow budgets ,showing4he coSt of-moving students from

, one level of reading skill to another wouldenable parents and teachers to decide when and where to Spend
. resOurces in the reading program. If it 15 discovered, tot-example, that 60 percent of each year's reading .

achieVement is lost during summer vacation,.the Sehool staff and PACmight want tO reallocate 'resoUrCes
to Summer reading programs. Work4low budgets would help build. knowledge Of educational Processes
and provide.data for more detailed program budgets. Most important:Work-flow. budgets would:enable
teachers and parents to assist school principals and PACsiii. deciding which programs,work well and which
do not. If program B moves students toWard the goal of reading competence at half the cosi of program A,
then there would be a rational basis for selecting program B Over A. Until.this kind,of technical WOrk-fiow
information is- available, it will be difficult to reallOcate resources ih a manner that will maintain quality

'47education:.

The State's Role in School Site Management

Shifting.responsibility for Schooling to the school site Would not ellininate the state's role ih public
education.'States wOuld continue to provide a subitantial portion of publicAschool resources, particularly
for districts that lack ability to finance their 'schools adequately, and for dhtricts With large numbers of
children requiring specialized progi-ams.

f

In addition to funding, states need to be involved in school standard setting. Public pressure fora
:bigher standards in state schools should encourage states to establish minimum standards for the schools
and develop procedures for insuring that the standards are met. This probably would require statewide
examinations to assess student achievement in.at least the areas of reading and. mathematics, Since despite
the-variety . of tasks involved in schooling, reading_and computing are commonly accepted as 'minimal, .
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learning skills for every child. (Individuals May disagree on the relative significance of these'skills, but it is
difficult to'itientify a rationalpoint of view that holds that they ire of no importance.) Consequently, it is
highly.probable that an annual statewide asseSsment of children's achievement in these two areas would be
iiublicly acceptable. If state legislatuires desired, they also might make other areas subject to competency
standards and testing. The problem is to have -enough standards tO insure that children receive adequate
educations, yet few enough :o perniit local variations consistent with. the diversity of loCal interests.. _

. .

There is no need to specify a single best method of establishing a statewide testiiig scheme. It is not. ,

necessary to test every child every year: By Selecting a relatively small sample at each grade level froin
each school, it would be possible to assess the degreelo which students were gaining in achievement. It is
important that the sampling PopUlation be sufficient to generalize about each grade level at each school.

AnnuallPerformanceBeports'
..4.

Whereas.statewide standards and testifit prograns areintenaed to!peovide the state with an early-
warning SYstem regarding its interests in miraMtim levelS Of Student achievement, the AnnUalPerformande

_ Report primarily would involve'locatClieminterests.rThis,report would Probably appear each spring. It.
would include topicd1 categoriesimd iferns.similar to those illuStrated on page 14. The Principal would be
responsible for overseeing:4.s Production; however, sections of it Would be reserved foi exclusive use by
the parent advisory council, students (above the ninth grade), and.staff.. The report might be pUblished. in .

:the local newspaper, posted prominently in the sChool, and,.most importantly, .sen honie to the parents or
.s

'guardian of each Student. It would be theprirfiary printed instruMent by. which clients could assess the .

effectiveness of their lOcal-school. additibn, each school's rePOrts would proyide sufriciefitinfOrmation
to permit_ clients to choose among'available schpols 4 .

Proliferation of reporting formsafid data.collection efforts has long been a frustrating fact of life.in
.both the private and public sectors. Well-designed Annual Pe'rformance Reports Would help to reduce .

some of these efforts.by consolidating them. For the, State, federal government, and local school districts,
'.as well as _for the .individual school site, .the -Annual .Performance Report would rbe the primary data
compilatiOninstruthent. The school distria could aggregate information froni individual school reporis to

n

:meet state reporting requirements for school districts.
...

Sc-hcol Site Management and Collective Bargaining

In most areas of the Country, teachers' representatives negotiate with district school boards over
terms and cbnditions of employment.- Since districts are likely to continue raising Money for public:'
schools, teachers will likely insist on negotiating salary schedules and working conditions at the distriCi.
leyel. ' = .

,

.. :tor school site management to be effective, current colleCtive bargaining practices Would have to be
Modified..Hiring of.personnel and grieyance.hearings. would have to be conducted at, the School site, and if
seniority rights were agreed upon, they woUld apply Only within a pariicular school. The Most iMportant
change from current collective bargaining.practices, howeyer, would be the addition of school site bargain-
ingon the content of the School program: Teachers in eaCh school would sit down with the:principal and

. representatives of the parent advisory committee to, develop the next year's educational program-..Mem-
bers of' the press and public would be 'permitted' to obSerVe thOse sessions.4inal settlement of the
district-wide economic agreement would:be ,:ontingent upon the signing Of local school site program
contracts.



AN ELEMENTARY SCHOOL ANNUAL PERFORMANCE REPORT

A

School-Information

Illustratiie Table:of Contents

Name, location, 'enrollment, age of building, number, of classrooms, number of specialized rooms,
school site° size, state of repair, amount spent crit maintenaniiin the last year and last decade, library

1rff Information
;..

.

Number of staff members by category, age, sex,- ethnic background, experience, degree levels,
proportiqn of various license classifications, etc.

Stwient Performance Information

Intellectua.performance data: all information on student performance On standardized tests shook!
be reported in terms of State-established minimum standards. Relative.performance of,different schools in

. .

the distnct should also be oroVided. Other performance4ata might includestudent tuviciver rate, absen-
teeism, library circulation, performance Of past.studens f4t..next level of schooling (junior high,' high
school, college), etc.

t.4

-
Areas of Strength

Here the school can describe What it considers its Uniqtie or noteworthy characteristics. The purpose
is to encourage every school to haveone or moreareas of particular specialiiation and Competence, to
espouse a particular educational philosophy, or to employ a. distinct methodology Or appraach.. This
section would inform parents ,about the tone or style of the school.

i4reas for Improvement :

r

lp this section the school would, identify five areas' for improvement and would outline its plans
regarding them'. These problem afeas might change ,from year to year or remain the same as the school
mounts a long-tern) improvement project. This section should encourage schools to be self-critical, to
establish specific goals, and to report on subsequent progress.

Parent, Tiacher and Student Assessment of SchOol Performance .

Responsible parents, teachers and Students ShOuld be permitted an uncensored opPortunity to ass:0s
school performance. This section would permit various school constituencies tO express their opinions.-of
'school success or failure with respect to such, matters as actual instruction, curriculum development, racial
relations, drug abuse, student participation in decision-making: etc:25 .
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Bargaining at the school.site would enable parents toinfluence the kind of schoohng_being offered. If
teachers.at one school insisted on shorter class periods, parents could indicate their diSsatisfaction direetly
by complaining to the PAC or indirectly by transferring their, children to another school. To keep their
jobs, teachers wouki have to be sensitive to parents concerns.'SchOol site agreements on the content of
the school prOgram would help bring the Public-back into public eduCation.

Parent Choke of School Program
. .. .,... , ..

.

So far, only elements designed to.increasethe voice of school site personnel and the public have been
discussed. However, it is. entirely .possible that teacher and citizen partici4pation at the 'school site may
generate many suggegtionS but producefew changes. In this case, it is Important that parents be free tq
transfertheir children to another school if their complaints are ignored.. Allowing choiceof schools is likel3i,......., . ..to make scho9ls more Tesponsive to parent suggestions:2" ' ..

. There are several-ways of providing parents with more choice among school programs. For example.,
: .i l ,

eaCh school could offer.several alternative progntmsa traditional prOgram, an arts prograin, a free school.' .

program, a career eduCation program, etc. Piu:atts would seleCt a. program for their child,-and the school
would then allocate personnel and other resources' to each .alternative on the basis of the number of :

.
-Children enrolled.

.
. :i------ . ' .-Y _- .-.- .

...Parents' w- oilld-be free u9 send their. chikiren:. to any-publie school within the district that 'offers
instni.ction for their child'S-ligegroup. Many parents' probably wOuld continue to send their children.to the .........._.

neighborhood scbool., but others would-not:At is possible, therefore, that some schook Would be over-
r'' subtieribed while-others Would have-extra. room: OiS-tricts-could.handle this problem in- several Ways.. One

way WOW& beto provide mobile classrooms;.'Which could be used,,iiiihe-short run tO permit eLpansion of.
:. more successful programS. In the long -run, new facilities could be built or lea-sill--to-acCornmodate the

children.who transfer. ., .

However, providing extfu cliissiooms might be too .eXpensive, and parents might regard mobile
classrooms'as inferiOr: An alternative approach would be te expand ihe authority of a Successful principal
to include part of a school that does nof attract as many sjudents. Por example, if school A attracted 50
percent more students that it could' handle and school B enrolled only one.half..as many as it Could
accOmmodate, the principal of school A could use half cif school B's resources to aceommOdate school A's
overflow. The principal of scbool A would be resPorisible for the staff and students in one and one-half
schools. o

aegardless of the institutional arrangementS, anumber Of characteristics must be presented in order
for competition among school programs to- be effective." First, Parents rritit be able to evaluate,the

erformance of.proisams within a school and within different schools, This is noti.easy. in large school ."
systeMs,.since the' performance'of students 9n standardiied tests is affected.by: many factors beside,s 'the
quality of instruction. Nevertheless, the atinual performance' reports coIld provide information which,

. .
together with the informal information spread by .word-of-mouth, wolild be adequate to enable most

'parents to make an intelligent program choke:

Secend, competition aniOfig sChool 'programs is posSible onfy if there are realistic alternatives for
_

every family. At a minimum, there would.have to be open enrollment within districts.' But even this night
not provide real options unles', tninsportation is available to-each schOol, particularly for children from
low-income. families. The Possibilit'y ihat some schools would be oversubscribed would have to be consid-
ered as well.
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.

Third, schook must be free to offer different edUcational programs. If district regulations force every .

school to provide similar services, an . open enrollment- policy will not Produce competitive pressures.
Schoaprincipals must be free to hire and fire personnel and to use resources in different ways to provide
different educational proltkts. Finally; allocation of school district resources truish reflect parents' choices
of educational programs. Schools must receive stime reward for aftracting more students and some penalty,
for losing students if competition is to work. .

Allowing for free:choice of school programs makes school site management look much like a voucher
plan, where parents are constrained to use publiC.ly operated programs and money is paid directly to the
schools: The intent of providing free parent choice of school programs, however, is to increase the
sensitivity of schools to greater parent participation. School administrators and teachers must know that if
they are mot responsive to, parent concerns; pardnts, have the Option of going elsewhere: To use
Hirschman's terminology, the exit option is used to strengthen the voice option.28

Will Schodl Site Management Work?

Most of the elements of schoesite managenmt-7parent advisory coUncils; school site' bUdgetins;
open enrollmenthave been tried singly or in cOmbination in a number of,:school districts. The experi-
tikes of these districts provide clues 'to the.likely effects 6f ttal sChoOl site management. In school
districts that have permitted indiVidual schbols 'to aeVelop alternative:educational programs, a varietYpf
such programs have errierged. This reS'ult alinizist: certainly promises' that school site management will
produCe a broadeuange of educational offerings than centralized 'progam management.28

An analysis of school site budgeting in the Newport-Mesa Unified School District irf California. is
. revealing.. When alloWed discretion Over the, use of funds, tbe schools within the district chose:to spend
their fiinds in'markedlY different Ways. Table 1 :IshoWs the school. district average and ,scbool-by-schOol
eipenditure variation for a schooldistrict that used lurnp-sum school site budgeting. Clearly, some school§
within the district chose tO f6rgo Such items as office supplies, new textbooks:: and professional meetings
in order'to concentrate funds on new equipment 'and instructional -supplies.

( .

TABLE .;Expenditure Variations Among Elementary 'Schools in Newport-
Mesa Unified School District Using School-By-School Budgeting,
1972-1973.

Expenditure Category District-wide Average Range of School-by-School
Expenditure per Pupil Expenditure per Pupil

'Fie1, d Trips

Text oks
Other Boo s
Professional eetings
Instructional Sup
bffice SUpplies N
Health Supplies
Telephone .
New Equipment

..

$ 1.15
015,

0.74
0.16

13.35

1.00

0.10
1.49

3.02

$ 0.32$ 2.58
13.150- 1.24

0.00 1.74

0.00 1.56

8.25 33.68
0.00 2.59
0.00 0.26

,t 0.90 2.36

0.07 11.07

Source:. riiana K. Thomason', dissertatio* n progress at the University of California, Berkeley,
California, 1976.
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Similar variations occurred in perso el Use under luMP-sum school budgeting. Wheqgermitted,
school administrators selected a wide mi tur of teachers, aides, and such speciel service personnel aS
counselors, reading teachers, part-time t ors,-and assistant administrators. Some of this variation may
have been the result of differences in pupil characteristics between schools. Of cotirse, if the allocation of
school resources Was viewed over a longer period, some of the variation might disappear, yet preliminary
information and logic both suggest that school site management and budgeting would produce a much
greater variety_of educational services.

A more difficult question than-"Will school site management ii%ork?" is "Will school site manage-
ment help districts adjust to a period of declining resources in a mender that is 'responsive to cothmunity
preferences?" The evidence neededlo answer this_question is not readily available. However, we can look
at how cutbacks under both systems probably would be made.

Under centralized management, cutback s tend to be made first in Capit al outlay, and maintenance.
budgets. Next, programs thlit are only indirectly related to the Purpose of:the schools (such as driver
eduCation or arts programs) or programs that serve only small segments of the cominunity (such as adult
edyeation programs) are cut. As a list resort, teaching staff members are released on a "last hired; first
fired" basis.3° ;

Under school site management, Many Of the cutbacks would be'made, at the-school site, and each
schocil might cut 'something different.. Capital outlay., maintenance,'and unessential programs would prob-

. !

ably still be the first casualties. Staff cutbacks, hOwever, "might vary considerably_ among schools: For"
example, a ghetto school might decide:to retain iecently hired minerity staff members if those teachers'
programs.were deemed sufficiently important. Of course, scime parehts might objeCt to suck a decision and
decide tO send their children elsewhere.

The key question in community responsiveness is Whether the tyranny of the majOrity:at a single
sChool site would produce better public policy than the tyranny of the majorit)f`in an entire district. My
guess is ithat -more people- would beTsatisfied :with schoOl-by-school -cutbacks than with istriet-wide
cud-lacksboth because they would be better able to influence thoseideciions and because cutbacks
would be more ciirefully tailored to the educatiod preferences of snialler communities.

Implementing School Site Management

Implementing a Major reform proposal is never eas :Those people who benefit from the existing
order will naturally oppose the reform; those who are likely to benefit from the new arrangement are often
disorganized and are only half-hearted iii,their support. Th latter:s lack of enthusiasm for chano arises
partly from their fear of those in power who oppose change, and partly from their unwillingness to believe
in anything-new until they have aCtually experienced it.3'

Opposition to. Srhoot Site' Management
e

The Political feasibility of school site manageMent is an important subject, since.opposition to such
management would come from. severel placeg-.'Many superintendents end central office personnel would

-: oppoie decentralization because it would diminish their role and influence:t Freq,!ently, proponents of
admihistrative decentralization seek to _rally support fOr their 'proposals by emphasizing the incompetence
of school administrators. This strategy boar misses the major reasbn for decentralization and solidifies'
administrative-opposition to 'the plan. . .

2 2
9.



18

The purpose of school site managementis to encourage greater program flexibility, which is impossi-
ble with centralized administration. Furthermore, school sitemanagement would not eliminate the need
for a central administration. Rather, it Would free the central administration to spend more time .on those .

things it does best, such as carrying 6n finanCial transactiOns with external .agencies and insuring that
district activities ire being performed properly. ManY.financial, monitoring, auditing, and.testing functions: .

wOuld remain the responsibility of the central administration-. Mcist program and persOnnel planning,
ho ever, would be delegated to the school site.

nother probable source of opposition w9Uld be the uniOns. In many districts, unions are in the
process of establishing relationships with teachers and district management, and they are likely to (*pose
any ref&m that complicateS that Organizational task. They would particularly, oppose the delegation of
most personnel functions .to individual school sites because it would mean dealing indMdually with many
principals, rather than with the school board or its representative. Finally, unionS, are likely to oppose
;chkkol site bargaining on prograiii isies. Theirtask is easier and their position is stronger if they can.
bargain on all issues with a single board or its representative.

Union opposition might prove fatal to school site management if most teachers were alsO opposed to
the idea.. The subject of teachers' attitudes, however; Is complicated;" and is likely to vary considerably
among districts. ManY :teachers today are disillusioned because they are often blamed for the failures of
public education while they are increasingly.cOnstrained from dOing anything tO iinprove it. A key elethent
of school site management is strengthening the role of the teacher in the classroom. If teachers are given
greater control in the classroom and more influence over school policyin selecting a principal and
designing a school's Curriculum, for instancethey are likely to support school site management, or at
least some parts of.it. Teacher support is essenti6.I for the plan to work; it is ago the key to dilutingunion
opposition. .

Phase One: Developikg Implementation Plans

To minimize professional oPposition to school site management and to build public confidence in its
ability to improve public education, the proposed reforms might be phased in gradually. ,During the first
Year, emphasis should be on 'developing a detailed schciol site management policy that includes goals,
objectives, and an implementation strategy: Principals; teachers, students, and parents should be encoiii-
aged to particiPate rn d6elopment of the 7.entralization plans., Whenever possible,1000is should be
permitted to experiment% with. various for..,6 of school self-government.

A number of changes could be tried without Major altering of state or district laws and regulations.
Parent advisory committees could be established: Alternative elpction procedures could be tried; and
PACs could be given a variety cif responsibilities to find out which tasks they are likely to perform most -

effectively. Principals could be given greater control over school curriculums and sChool budgets. Af first .

the scope of principals: discretion could be quite small; then,as principals become experienced in making
curriculuin and;resource decisions, they could be allowed to reallocate surplus funds. This would help
encourage Improved program efficiency and productivity.

Districts also could begin experimenting with open enrollment policies_to learn how many and what
kinds of students change sChools. Prineipals arid advory school councils could prepare peiformance.
reports and distribute them throughout the.districti Initially, few restrictions or reqUirements should be

-placed,on the contents of these reports. Experimentation would help identify those elements of the reports
that are of interest to. the public.
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As initial work with school site management takes place, major emphasis should be given to creating
interest in school self-government, to conducting experiments and discussions of alternative arrangethents

. of school government, and to colleCting information on the likely consequences,of greater ea-ent, princi=
pal, and teacher control, at the school site.

Phase Two: Training .chool Personnel

During the second year, einphasis Would be on training oischool site personnel. Of primary impor-
tance Would be the retraining of prindipals, sinee the principal's role is crucial to the success of school site
governance. The principal must becthne a strong leader, a good manager, and an accomplished public
relations expert. The skills necessary for these roles are seldom gained through experience as'a classroom
teacher; nor are they emphasiZed in most schools of education. Careful thought and much effort, therefore,
would have to be given to the training of school principals.

A cons;derable amount of staff retraining would also.have to be undertaken to prepare teachers for
their expanded roles. Teachers would have to become Accomplished in curriculum development ane
prograM evaluation. Their work would be pa'rticularly important in low-income districts, sincethey wbuld
also have to assist parents.in learning how to choose school prograsns and participate, in the education of_
their children.

Phase three: Eliminhtiirg Le.gai barriers
".

A third phase, whictnnight take as long as tWo yearS, would focus on developing the inStitutional
vehicle for carrying out a school Site management policy: Initially,:state statutes and regulations would
have to be reviewed to uncover sequirements that are inconsistent with adminktrative decentralization.',
For eiample, under.most state laws, school boards are not.permitted to delegate responsibilities toichool
site committees or councils. State budget iJr finance laws'are also likely to prohibit delegation of budgeting
responsibilities below ths districtlevel. Such lulls would have to be changed to permit greater control over
education policy and budgeting at the school site.

State provisions' regarding teacher'certification, employMent, asiignment, etc., also. would probably
have to be changed to permit the delegatior -Of personnel functions to indiVidUal sehools. Particularly
troublesome would be tenure or fair dismissalrlaws and collective bargaining laws. And, since principals
need 'the authority to hire teachers to make school site management effective, regulations giving teachers
seniority rights through a district would have to be revised. To increase the program flexibility of local
school administrators, 'many certifleation requirements would have to be relaxed: There are many persons
without teaching credentialssome With Ph.D.'s and some with "real world" experiencewho would

-

make outstanding class.room teachers...

In addition to revising state laws, policies would have to be enaCted delegating specific respon-,
sibilities to parent advisory cmincils, principals, and parents. Attention also would need to be given to the
kinds of support each group needs in order to carry out its responsibilities. PACs would be powerless
without adequate information on which to base policy recommendations; necessary information could be
supplied bY individual principals or by a central office responsible for assisting PACs. It might bUseful to
empower a broad-based committee at each school site to develop a speCific implementatiod plan. This
committe, consisting Of' the principal, teacher representatives, students-, and parents, would attempti-to-
thrashOUt the issues that school site management might engender. This activity of constitution building at
the school site .woUld also be good training for principals and 'potential PAC members.

2 4



20

Phase Four: Allocating .Funds

During the final implementation phase, district funds would be allocated to .eac-h school on a lump-
sum basis, and program planning, implementation, and evaluation wotild be carriod out at the school site.
At this point an open enrollment policy would go into effect, and provisions would have to be made for
intradistrict transportation of students.

Summary

Schbol,site management is a decisionlixaking arrangementthat enables school di.Stricts- to maki hard
economic decisions in wayS that are re:sponsive to the consumers of public education. It counteracts the
trend toward increasing centralization in public education and is therefore consistent with demahds for
greater Citizen participation in public decision-making.

I.
In addition, school site matiagennent proNiides a meclanism for making professional educators more

actountablefor their performance. Accountability would sl.ift from the district level to the school site. If a
scho9l failed to meet the expectdtions of its constituents, parents could ask that the principal be replaced,
or they could-try -to change theschool's 'curriculum and methods of instruction, or they could send their
children to a different school. School site management would provide Citizens with a stronger voice and a
greater choice in public education than they how possess. Both, of these abilities would go far towaid
restoring confidence in public schools.

FOOTNOTES'

I. Robert F. Mioto, "An Education Rgdesign for. the San FranciSco. Unified School District," San Francisco.
. jandary 6. 1976..:

2. Jack McCurdy, "Aide Delails Brown's School Reform Ideas,"'/..o,v Angeles Times, October .24, 1975.
3. For an analysis of the many ernpiricai studies on school flnan'cial,electionf' see Philip K. Piele and John S. Hall,

Budgets, Bonds and Ballots (Lexington, Mass..: Lexington Books, 1973).. - ..

4. During the same-,period, school attendance in San Francisco decreased by more than 10,000 'students, a faq
which certainly-exacerbated cost inflation in the district. 'Fair a.cor7plete analysis of the fiscal prOblems oi San
Francisco's schoOlS, see James W. Guthrie, Walter L Gums, and-Lawrence C: Pierce. The Fiscal Future of the
Swi Francisco public Schools, prepared. for'the San Francisco Public School's Commission, JanUary, 1976.

5. According to the 1975 Economic Report .of du, President, the general price inflator increased 35 percent
between 1970 and 1975:

.
. . . .

. See Herbert Kaufnian, "Emerging Conflicts in ihe Doctrines of Public Administration," in The Politics' ofthe
Federal Bureaucracy, ed.: Alan*A:TAitshtiler (New York: Dodd, Mead & Company, 1968). pp." 72-87. .

7. For art analytiis of the implications of public_sector collective bargaining on the ability of .the public to'control
public institutions, see Lawrence C. Pierce, "Teachers Organizations Lind Bargaining; Power Unbalance in the
Public Sphere," in Public Testithony on Public ,Schools, National Committee,for Citizens in Education (Berke-

---: ley. Ca.:.McCutdlum Publishing Corp., 1975), pp...122-59.
. . .8. For a detailed. atudyskof 'school district budgeting; see Donald Gerwin, Budgeting Publk. Funds (Madisdi

Wis.: The University,of Wisconsin Press,. 1.969).
. ,..9. An analysis of budgeting in the federal gOvernment found that budgeting is largely incremental. See Otto A.

Davis, M.A.H. Dempster. and Aaron Wildavski, "A Theory of-the Budgeting Process," AMerican.Politicid
. ScieMi-Revien. (10, no. 3 (September 1966), PP. 529-47.

.

10. Aaron Wildavsky, The Politics of the Budgetary.Process (Boston: Little, Brown and Company, 1964).

2 5



1 I. Charles' E. Lindblom, "The Science of 'Mtiddling-Through,". Public /idininisiratWe Review 19t no. i(Sniing
-..- ,,.-....._ --- 7

.
1959). pp. 531-38:. f-

12: Peter. B. Natchez and,IrWin C. Bapp, "Policy and. Priority in the Budgetary Proces" America
Science ReView 67,"no..3 ,(Septernber 1973), ri: 963.

, 'it . , ... . .

13. See John 'Nanat, "Bases. of'Budgetaryincrernentalism," American Political Sciertc'..e Revieiv 68, no.OSep-
.' ; /

Olitical

teMber 1974), pp. 1221-28. . °

14. Hobson v. Hansen, 327 F Supp 844 (DDC 1971). ,
15. This anecdote was told to the author by a person familiar withHobon4,. Hansen. For a detailed a.nalysis,of the, .

district's compliance with Judge Wright's ruling, see D. C. Citiiens for Better:Education Repori, "'EqUalim.-, .
tion," Final Report NI,E Grant # NE-G-00-3-0201, June 1975...;:`,' , .

16. The second norm was promulgated by the American Persornel and Guidance Associaticin and acCepted by,tho
,

districts without evidence of its effectiveness. There are other equally unsubstantiated norms fqr the tnimber of
librarians in a school, the number of administrators relative lo teachers, etc. - - .

17. Ralph Carib, "Berkeley's Big School Crunch, $titi:Franc4do Chronice, March 3, 1976.
18. Albert 0. Hirschman, Exit, Voice and Loyaltx.(Cambridge.,:Mass:: Harvard University PreS's, 1970).
19: The original discussions Of sehool site managemfit were hzld amoni senior staff methbers of the New York State

7 "Education 'Commission; most,notably Charles S. Benson, JaMeS W. Guthrie, Will R.....jaatit, Roger Hooke'',, and
Carl Jaffee. The system also 1.1m ,--zeived widespread attention by the FloriL State legislature*, and its decisions

0

. .ifrequentil ;Ai,: refetra,tO as,thei"Florida Plan." '' s

20.;(,:The inferoct:0.1. of.a4i./41sed 'population and vastly reduced numbers' of School districts has!sitbstantially diluted,'
.., : ihe represer tative nature ofI'dhdOi boart4.: The 4fectiveness of the citizen's' "voice".has;thereforellicen badly

. . .

eroded. This phenomenon is explai**,-.. in greater detail in iaines W. Guthrie, "Public Control, of iPublio ,

Schools," Public Affair's Report i 5, no. 3 (Berkelejf,-.Cal.:, University of California ,Institute of GovernmerVal
, , . .

Studies, .7,une 1974).
.

21. The significance of the prindipal's position is.deScribed,M,Neal Gross and Robert E. ket.riott;Staff Leadership
in Publk Schools: A Sociological Inquiry (New York:lAil Wiley and Sons, Inc.?, 1.965.i,..and more-recently by.

1 Thomas Sowell, in "Patterns of Black EXcellende," The Public Interest, no: 43; (Spring 1976), pp: 26-58, ' -
5..?.. t For example, in a .1971 study of a large.metropolitan school district,. Kittredge demon4rated (hat sehool sites at' '.

which the principal made personnel decisions exPeriehced noticeably less 'staff turnOver., absenteeism, requests
for transfer, and 'formal grievances. Michael H. Kittredge, Teacher Plac:enight Procedures and Organizationatz,
Effectivene.sunpubliked dissertation, U.C. Berkeley, California; 1972)...

"2 :. ', For a full explanation of the ;aany.forces opting to standth:dize our nation's schOoCcUrridulton, see Roald F:
Campbell and Robert. A. Bunnell, eds., Nationaliling Influences on Secondary EdUcl'atiotr-(Chicttgo: UniVersity

. ,..
of ehciago Press, 1963).

.. , :.,-,
2 . An attempt to Measure progress throUgh ajuvenile rehabilitation program, wasiInaile' by Nathan Caplan, in .,

"Treatment InterventIon and Reciprocal Interaction EffectS," Journal of SociallIssues 24,,n.o. 1 (196trRp. -.

63-88.

.4100/4

25. The Fleischmand Repoil on the Quality. Cost and Financing of Elementary and:Secondary Education in New,,

York State. Vol. 3 (New York: The Viking. Press, 1973). Pp..5g-59. .

26. This point is Made Clearly by- Albert Hirschman, in Exit, Voice and Loyalty, pp. 112324:,.
Similarly, when an Organization'UrouseS but ignores voice while it would be responske to
exit,-thought must be given both. to making exit more easy and attraCiiviliy appropri-
ately redesigned institutions-and to making the organization more,responsire.to vOice.
The apprOnch to the improvement of institutional designs that is advdcated here widens

. .

the spectrion of policy choices that are usually considered and if avoids the .stroilg
opoothe biases in favor of either exit or voice which come almost naturolly-tothe

. economist and political scientist-respectively.
, .

27. A more ,letailed.cliscussion of these characteristics can be found.in Anthony Downi, "Competitim'and.Coremu-.
nity Schools,"cin Community Control. of Schools, led. Henry M. Levin (Washingtork, D.C.: The:Brookings

. Institution, 1970), pp..219-49.
28. H irsehman, Exit, Voice and Loalty'.

.
29. A summary of education alternatives.'n bUc schbols can beffound n Mario D. Fantini, "Alternative Educa,'..

tional Experiences: The Demand for Change ," Public Testimony.on Public Schools, prepared by the National

1. 6



22'1

Committee for Citizens in Education (Berkeley, Ca.: McCutchan Publishing Corp., 1975), 0. 160-82.
3J. derwin, Budgetiag Public Fynds, p. 148..
31.. Machiavelli WI.* of ihe.difficultY the. Prince encounters ori,introducing new institutions:

Their difficulty gaining the princedompartly resutis from .the new rinsdtutions 'and.'
.custonis they are famed to introdUce, in order to eltablish their rule. and ;afety. So they.
should observe that the,l'e is nothing more difficult to plan or moreuncertain of suceess
or ot7re dangerou.s- to carry out than to introduce nest ntitçohs ', because the:intro-
ducer has as- hiS enemies- all those who profit from the old. dions, and has as .

lukess.arnt defenders ali thoie Who will profit fronfthe nesv lastitutions. This litke:warm- ,
ness results.parth, from fear Of their oppoaents,.who have the laws on their side, partln
fromjheincredulitY of mon, who do not actually believe.new things unless they.sec thgni
yielding solid proof. Hence.whenes,er those.who are enemies have occasion to atthck, .

tlieY.do it like partisani, and the ot4ers.resist lukewarmly; thus the lukewarm subjects
innovating prince aie both In danger.

'Niccolo Machiavelli, :'The Prince," in MaChiavelli: The Chief Works. and Otheri; Vol. I, translated by Allen
Gil6cr.W(Durhain, N.C.: Titi*e_Oniversity-Press, 1965), p. 26,_ _

.

.

V



_./

The Aspen Institute Series on
Education for a Changing Society

Occasional Pat.Iers
. -

Educational Policy in theNext Decade - .

.by Francis Keppel, Aspen lrfgtitute for Hananistic Studies
29 pages$1.50

The Demographic Context of Educational Policy Planning
by Peter A. Morrison, The RAND Corporation
40 pages-31.50

. -

Educational indicatore and Educational Policy
by ThomasC. Thomas and Meredith A. Larson, Stanford Research Institbte
32 pages$1.50 ,

A Developmental Psychologist LOoks at Educational Policy: Or The Hurrier I Go,
The Behinder 1 Get - . .

by Helen L. Bee, Developmental Psychologiat
36 deges$1.50 , . .
Students, SchoolS, and Educational Policy:A Sociological View
by Sarane Spence.Boocock, The Russell Sage'Foundation
36 pages$1.50

.

The Declining Econoinic Value of Higher Education and the American Social System
by'Richard B. Freeman. Harvard University
32 pages::--$1.50

The Not-So-SteadyState of Governanee In Higher Education
by Donald K. Stewart, University of PennsylvAnia
32 pages-7-$1 150

.Governance of Elementary and Secondary Education
by Michaer.W. Ktrst, Stanford University

pages$1.50
. -
School Site Management
by Ldwrence C. Pierce, University of Oregon
40 pages$1.50 .

Healthy, Wealthy and Wise:.Backdoor Approacheslo Education.
by Henry Aaroo, Department of Health, Education and Welfare
48 pages$1.50. -- - . . .

a

,The Adult, Education and Public Policy
I by Michael O'Keefe, Departrotht of Health, Education and Welfare

48 pages$1.E0 '

Books
.

The Monday Moj g.imregirla.tion: Report from the Boyer Workshop on
State Unlver Systems'

^ Brlitedby Martin Kaplan, Office of Educalion[Department,Of -
.Health, Education hand Welfare .

-160 pages$3.95



0 Aspen Institute for Humanistic Studies

0

Robert 0. nderson; Chairman
Joseph E. Slater, Presidept,;

Trustees
Thornton F. Bradshaw
Presioent, Atlantic ! .

Richfield Co Mpany

Lord Alan Bullock .

.Asoen Institute Fellow
,- Master. St Catherine s

Co, lege. Oxford University

Douglass Cater
Aspen Institute Fellow
Presioent. Observer International ,

Jack Conway
Vict, Prasident
United Way of America

.Marion C.ountets DOnhcifi
PrAiiiiheri Die Zeit

40

William Gomberg
Wharton School .

The Univers.% if Pennsylvania

William C. Greenough ,

Chairman, TIAA.CREF
..

Pohr G. gyilenhammar
Pres;dentAB Volvo

Najeeb E. Halaby
Hataby International
Corporation

Robert L. Hoguet
Tucker, Anthony & R

.

Shirley M. Hufstedter
Judge. U.S. Court-04 Appeals

Robert S. Ingersoll
1,,

Board ot ,es.
Urnyersiti (.1 Olicago

Howard W. Johnson
Chairman of the Corporation
MassachusellS Instifule
of Technology

Alexander A:Kwapong
Vice-Rector
United Nanons 'University
Tokyo

George C. McGhee ,
McGhee Production Company

. .
Donald C. MCKinlay
Holme Roberts & OWen

Robert S. McNamara
r-iii-odent. World Bank

John M. ausser
President
General Service Foundation

Paul H. Nltze
School cf Advanced'
international Studies
The Johns HOpkins Univ

Alfonso Ocampo-Loridono
Presidept .
Foundation 'for Industrial

'Development, Colombia .

-

Saburo Okita .

'Presioent
- -The Overseas Economic

tooperation Fund. Tokyo

James-A. Perkins.
Chairman
tmernational Council for
Educational Development

Walter Orr Roberts
Aspen Inctitute Fellow
Director. Program on
Science Technology and'-

Humanison

, Soedjatmoko
National Development
Planning:Abencv
,lakarta, Indonesia

Shepard Shine
Director
Aspen InstitUte Berlin

Maurice F. Strong
Chairman
Petro-Canada

Phillips Talbot _-
President
The Asia..Society o

Alexander.B. Trowbridge
Vice Chairman
Allied Chemical Corporation

LeOnard Woodcocir
President .

United Automobile
Workers of America. .

Trustees Emeriti
Herbert Bayer
Aspen Institute Fellow

John F. Merriam
Elizabeth Piepcke
William E. Stevenson

Honorary Trustees
Her Imperial Majesty ;
Farah Pahlavi
The Shahbanou of Iran

Mortimer J. Adler
Director
Institute for

,philosophical Research

Paul Horgan
Aspen Institute ollow
Author.

Karl Menninger
The Menninger Foundation

Leo Scheenhofen
Chairman

Barbara Ward (Lady Jackson,
Baroness of Lodsworth)

.Thomaa J. Watson, Jr.
IBM Corporation

Gaylord Freeman, Vice Chairman
Jame, H. Smith, Jr.,.Co-Vice Chairman

Special Advisers
to ..the. I nstitu!ce

Ernest L:Boyer .

U .COmmissionerOt Ldecation
Office of Education .

Department of H E.W.

Antonio,Carillo-Flores
i;ormer Minister of

'Foreign Affairs. MexicO

Alvin C. Eurich
Presideni .
Academy for Educational
Development".

Fereydoun Hoveyda
Permanent Representative of
Iran to.the United.Nations

Teddy Koliek
Mayor, Jerusalem

..Martin Meyerson
-.President .

.,--"The. University of Pennsylvania

Russell W. peterson
President :

New Directions.

John G. Powers
Academy for Education@
Devetopment

Glen 0. RobinsOn
chairman

i Aspen CommunicatiOns,
Policy Protect

Jan Szczepanski
Vte President
Polish Academy of Sciences
WarsaAi

. .

Mostafa Tolba
Executive Director .

. United Nations ENiropMent
Programme

Thomas W. Wilson, Jr.
Offide of the Secretary
General, United Nations

Daniel Yankelovich...: - .

Yankelovich. Skelly and White

Charles W. Yost
Former U.S. Ambassador
to the United Nations'

Other Corporate Officers

C
iieral Counsel and Secretary.

Fanny L Stiller
Tieasurer

Jill S Davis
-Assistant Secretary

1

Officeug the
Aspen InstitUte
Headquarters
(Including t xecutive
Seminar Program)
717 Fifth Avenue
New York. N Y 10022
(212) 759-1053

Summer Office
1000 North.Third Street ,

Aspen. Colorado 81611
(303) 925-7010

Aspen Instirate.Berlin
Inselstrasse 10
1000 Berlin 38, Germany -

803.)090 .

. .

Aspen Institute Fealty
International Rouse
of Japan, Inc.

- -117-16, Roppongi, 5' Chome
Minato-KU. Tokyo 106

'406-5011 .

-Aspen Instilute.Hawall,
Sea-Mountain .

Island of Hawaii, Hawaii

Program on .

Communications and Society.:
1785 Massachusetts Ave.. NM.
Washington. D.C. 20036.

-(202) 462- 2011'

Program In
Education for. a Changing Society
6 Appian Way .

Cambridge. Mass.- 02.138
(617) 495-4677

Prociram in.Envianment -
and the Quality of Life
1755 Massachasetts'Aiie.. N W.
Washington, D.C..20036
(202) 387-7800

Program in-
International Affairs
Box 2820
Princeton,: N.J. 08540

60Q) 92111'41

Program 'on-
Justice, .9ociety.and the 'Individual'
36 West 44th Street
New York, N.Y. 10036
(212) 730-0168

1.

Program on Pluralism
and the Commoniveal
717-Fifth Avenue .

New York. N.Y. 10022
(:)12) 64.4-6841 .

Program on .

Science, Technology and'HamanIsm
1919 14th Street, #811 .

'."Boulder, Colorado 80302
(303).443-1230

Special Adviser Yeist's.Office
:1-755 Massachusetts Ave:. N.W.--. .
Waghingten. D.C. 20038
(202) 387-7800


